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CONFIDENTIAL

31 July 1957

COCRDINATION AND RESPONSIBILITY

In diseuseing the coordination of national intelllience it seerns to
me essential to recognize at the outset that coordination is certainly
here to stgy and probably will continue to be conducted pretty much along
present lines, No amount of talk will either make 1t go awsy or alter
its basic nature, This is so not becauss those peeple rresently responsible
for coordinating natienal intelligence are insensitive to vislons of an
ideal warld where gentleman scholars would discuss world problems broadly
and then retire to write individual eppreciations. It ia B0 primarily
because national S_rrbeiligenm has become an integral part of the complex
machinery for plaming and policymaking of the US Covernment and has
thereby acquired responsibiiities not previocusly held by intelligenoe,

In the earlier and possibly more light-heerted years of CIA it was
alweys e natter ol soms speculation as to who the users of national
intelligence really werc. We had a distribution 1list with vaws on it,
but we had 1little evidence as to what happensd once the estimates were
delivered, We were in the position of shooting arrows inte the aly -~
some of them elepantly shaped and still bearin: the tool marks of
Individual eraftspen »- and having them land we Jmew not where, “There
was some fretting over this uncerteinty, but it was balanced to & depree
by an sccompanying freedam in how we directed our effort., Coordination
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the moods and states of health of the participants, On one occasion, &
coordination neeting would bscoume almgt & pro forma operation, M
another, it might bs the scene of sharply personal bickering and bad
feeling, illuminated with eperks of verbal wit and showered with forensic |

displeys.

Over the past five years this has changed, The broadening development
of the centralized planning and policymaking mechanism has brought sharp
changes in all governmentel ectivities involved with roblems of national
geowrity, Hational intelligence has been affected zlong with the rest,

At the same time, national intellipgence has gained strikingly in prestige
and authorlty, partly as a consequence of iis new responsibilities in
policy and plaming but also as a result of growing maturlily and technical
improvement throughout the entire intelligence community,.

We no longer are in any doubl as to what use is made of nationnl
egtimates, In & majority of cases, the cmatmr. {the Netional Security
Council, one of its major members such as the White House, or one of its
subordinate compenente such ap the Plarming Board) has glven ues specifica-
tions for the completed itask and has set a date for ite eompletion, If
onr customer discovers new speclfications to be ineluded, alterations are
rade before the estimate is completed; if he discovers his need has greater
or less urgency than originally thought, the timing is adjusted, In &ll
those cases where the policy snd plarning mechanism hae origlneted the
request, we know from the outset that the finlshed estimate will become
the basis for a review of US polioy toiard the area or rroblem under
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asongideration, UWe lnow this will be true glav of a substantisal mumber
of other egtimaten whish have been initlated tihrough other ausplees,
including our ouwn,

It is not new for intelligence Lo serve as a basis for pelicy, To
greater or less degree, this has alweys been go ard has provided
intelligence with itz resson for being, What is new is that this relatione
ship has been formelized and institutionelized in such fashion as to mmke
the connection far more dlrect and effectiwe then ever before, Recopnitien
throughout the intelligence coammmnity of the immediscy of thfa connection
has profoundly affected both the estimates themselves and their coordine-

tiom,

The present day national estimate beers only an inéistimt ra~
senblance to sné of 1ts remote ancestoars, the literary or scholarly
eS8AY, In the days of our youth the resemblance was more apparent than it
is todgy, and it contimes to be considerably more epperent in Dritish
netional intelligence papers, known as ®appreciations®, (It msy not be
significant but it is at least interesting that for ues the word
"apprecliation” carries connotetions of artistic endsavor and to the
Dritish the word “estimate" conveye a mechanical totting up, not wlilke
the estimate the plumber provides before beginning work.,) It is inovit-
able and proper that some readers, Wringing to bear mrimsrily the
stendards Jor literary or scholarly essays, should eriticize the national
eatimates for general lack of resdsr appeal, I% i1s perhaps also

Approved For Release 2006/12/CPNEHREFREIR 0097 1A000400010002-0




Approved For Release 2006/12/07 : CIA-RDP79R00971A000400010002-0

boordaE

inevitable but considersbly lese proper that they should sirmltoneously

place the blame for this gondition entlrely on the process of enordinabion,

National estinates ere not seholarly oepays. They are primsrily
wark papers for planners and policymakers, This doss nct rpan that
these papers nced be unreslable, or that they cannot be more rsadible
than they somcitimes are, bub it does mean that they must be the enbodiment
of precise writing, Anyone who has ever tried to write really preclsely -
so precissly that seversl different groups of plamers can get exactly
the same content from & stotement of fact or a judgment -- knows thet
in order to reach euoh rrecision one must boil off nearly all the ssters
of poreomal flavor and strive for a flat objectivity. Also, in this
connection, one st bsar in mind that the plamers &nd policymakers in
guestion arc high level and have miﬁﬁer the time nor the necessity to
master enarmous quantities of detall, They need only that amouant of
detail necessary to suppert the handful of key estimative Judgmente to
be made obout the situation before them, TFrecise, generalised dlscourse
does not ususlly make good bedside reading, but it can, if properly
contrived, provide a basis for high level pollicy plamning.

Having sald this mch, let us leok more narredly at the fmpaet of
coordination upon these national estimates, First of all, let there be
no mistale about the neceasity for coordination. Many oriticisms of
the present coordinated estimates represent sn sttempt, in one gulse or
another, to squirm awsy from this necessity, It may be true that one
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individual, or & small proup of talented individuels, could on mary
occaslons write estimates with sharper edges than coordinated estimates,
but the difficulty is that such estimates would not meet the need of

the <hite House and the National Ssourity Council, What the hichest
levels of the nationsl coverment most emphatically do not need is a
batch of estimates on the same subjlect by separate intellipence orgeniya-
tions, each paper out of ley with the other in exposition, emphasis,

and cenclusion, This situation would merely pess responsibility ler

the ultimate intelllgence Judgment on to the policymskers, What they
require instead is a2 single document which contains the collective
Judgrent of the intelligence commanity, an estimate which delinestes

the areas of gensral intelligence agreement and identifies where
neeessary the polnts of mejor substantive dissent, an estimate to which
all the chief intelligence officers of the national government will
concur, Looked at from thls perspective, the coordinstion process becomas
the heart of the matter, not an unnecessary evil, Its cherscteristic
defeots and its burdens become problems to be worked with and to be sased,
not aveided. in fuct, looked at from this engle s ONe can even recognise

that the coordination process hes benefits and merits in its own right,

I{nmaing; &s they do that the finlshed national estirate will become
the basis for a poliay which will vitally affect the mission and
responsibilities of their department, the representatives of the various
intelligence agencics tale the coordinating sessions s@rimly,. As thelr
departments! mpokesmen, they have a deep and responisible interest in
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seeing that the finsl sstimate does not ignore infeormation avallable te
their depsrtment or doss not arrive at judgments contrary to the views
of their departmental intelligence specimlists and chiefs, At the same
time, they must avoid dameging the prestips and integrity of their
depertment by pushing departmental views in defiance of contrary evidence
or by failing to inform their department of the extent to which its view
gtands in isolation from the rest of the cammnity,

tThe GJA responsgibility in this process is different in kind bub

equally grest. In the first plece, the dralt dlscussed Ly the coordimation

meeting is a CIA draft based on written contributions from the several

departmental agencies, Those contributions, frequently longer individuelly

than the finished estimate, are rich in detall and analysie and provide
a broad base for the estimete, The CIA drafters synthesisze these depert-
mental papers ioto a single estimate, malking such sugmentations or
changes in analysis or emphasis as they think the cbjectiwe situation
requires, When this draft, well-tested within CIA, is nlaced before
the eoordinstion meeting, it has its own inner cohesion and strength,
Like all well-constructed and ramified pleses of writing, its bullbt.in
inertia makes it hard to move very fear, It responds gently to nudges
but resists hard shoves. Moreover, 1t has the support end protection of
the CIA representatiwes, including the chalrmen, who, though ready bto
aceept sugrested improwements snd ugeful additions or corpections, arve

quiek to challenge ostirgtive changes unsupported by sound evidence or
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cbjective ressoning. The national estimate which emerges from thls
intensive coordination has been theoroughly stretched end tested Dut nrost
times has not been altered fundamentally, On those ocoasions when deep-
reachine changes have been mode, the CIA representatives have hooome

convinced that these changes would produce strongsr, sounder esbingtes,

A cormen corgilaint sbout coordinated intelligence -- or coordinated
anything for that matter - is thet 1t merely represents the lowest
common denominatar of opinion, In the light of the discussion abovs,
the only scourate rebutial to this charge as it applies to national
estimates is that it is not true., It is true that some degree of
compromise is nearly slweys involved in the effort to reach full agree-
ment, Short of poing to wer, no method other than compromise would appear
to be available for reaching written agreement on really complicated
natters, Thie is pll the more true in the realms of judgment and future
projection where national estimates must necessarily operate, Jntelligent
aad responsible compromise is an essential tool In the coordlnetiom
trocess, but, by deflinition, intelllgence compronise dees not include
rdding buckets of weter to sound Judprents merely to obtain agreed
positions, The avenue which enables ue to evoid this undesirable result
is the dissent,

Xeeping in mind that the primery misslion of nationel intelligence is
to provide the White House and the NSC with agreed estinates, it ought to
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Approved For Release 2006/12/07 : CIA-RDP79R00971A000400010002-0




Approved For Release 2006/12/07 : CIA-RDP79R0097 TA000400010002-0

e 4
[

i)

bhe aspparent that s national estimate laden with dissents would mot fit

the requirement, By the sams token, however, an estimate which plossed
over, or compromised out of exlstence, legitimate and fundsmental
divergences would not meet the reguirement, One does not want to confront
the Fresident or the Secretary of Defense abt overy turn with 'amreaolﬁd
differences which force him to male his own cholece, At the same time,

cone does not want to paper over gubstentlal divergences and lst him

believe no differences of view exist,

One must realize, however, thet dlssents are not easily contrived,
First, the actual substentive difference must be lsciated and the
dissenter convinced that his is the dissenting and not the majority view,.
Then he must accustom himself to the notion of stending ngled and alone
in & footnote with his peers arrayed against him in the nmaln text, Each
of these stapes 15 Inveriably sccompanied by surges of rew conviction on
the part of the dimsenter thet his position is the right one, after 211,
and that one more try will conwvert the rest of the group. In sghort, the
tricklest and most vexzing problems in coordination revolve around when
to abandon the quest {or agreement and strive instesd for dissent and
how to obtain & really useful dissent once the decision has been made,
put to say it 1s hard is not to esay it cennct be done, Dissents to
prevent the abuse of coordination are employed as often now as the wit
and skill of the CIA coordinators can bring them sbout, Orowing meturity
ameng the intelligence cemmmnity will probably make this an easier result
to obtain as time coes on,
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Another comuon camydeint about coordination is that it tales so
mich time the esbtlmates are no longer fresh uhen they are produced,
In actusl fect, this criticism has less validity than almost any obhor,
No one involved in rroducing national estimates would deny it takes
time, Fapers involving sepecial resesrch problems or new techniques have
taken ag lonz as ten nmonthas Routine estimates commonly teke six o
eight weckae, <n the other hand, the IAC machinory has iroduced a
seordinated national estimate in five hours and has on saveral ocoaslons
produced them in 36, L8, or 72 hours, A%t firet glance, ln a world where
the daily newspeper is regulsrly scooped by televlsion, six to eight
weeks, let alone ten months, seems an unconscionable amount of time,
Fven five or forty-eight hours seems long, Viewed from the perspective
of operational or curvent inteliigence, it rrobably Is a long time, Viewed
from the perspective of plamning national strategy, it is not. A mumber
of our estinates mwoject forward five years because it is necessary for
gsome kinds of policy plamning to look five years shead, Nearly all the
estimates project at least a year shesd, Against this time mspen, the
time taken to rroduce them does not seem longe. To put it another way,
an estimate which could not withstand the passing of & mere eight weeks

could scargely serve as the besis for plaming s year or five years shead,

Bubt whabtever view one has gbout the right length of time to spend
producing & ocoordinated nationsl estimete, the remsrkable fact is that

-G -

fh u_j

Approved For Release 2006/12/07 : CIA-RDP79R00971A000400010002-0




Approved For Release 2006/12/07 : CIA-

) ,;’F&E 97 1A000400010002-0
YR B

the eoordination itself - the time spent in meotings resclving differences
in views and cbtaining sn agreed text -- takes only a small frection of
the totel time spent, A study of twenty-fouwr plammed and routine natlonal
estimates, the longest taking 285 days to produce and the shortest &2

days, dieclosos that the average time actually required for ceordination
meetings was under ten percent. The remainder was spent in the preparation
of terma of reference, rsscarch, the prepsration of agency econtribubtions,
and the writing and reviewing of the draft within CIA, Even this low
percentage figure does not tell the full story beceuss it Includes
estimates on such matters as Soviet gross gapabilitiss, where weeks of
meetings were held to work over the complicated evidence underlying
detalled strength figures and capabllitles estimates. A more representa-
tive figure for scordination restings would be between one and three

days, wost commonly two,

Is one led Ilnovitebly by this discussion to the conclusion that the
necegsary &t of coordineting nationgl eptimates is in a perfect state?
The mnswer ie certainly nc. As in all good-sized weetings, both within
government anxd without, progress in coordination sessions is frequently
slow and wncertain, Too freguently, those who know the lsast talk the
most, FEven worse, on some ccoasione ane of the participants may be
virtually devolid of substentive gresp, Somebimes, persons wlih a fair
understanding of the substance under discusslion come so rigldly Instructed
regarding a certain point that discussion of 1t iz futile, Almost always,
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thare is a tendency among the participants to comrdt that fundaental
but all-iooshuman sermantle error, that of identifying the werd inaxorably
with the thought: Thousght A can only be expressed by Word A,

what 1z the rewmedy for this state of affalra? What can be done,
rartioularly when mach of the difficulty is inherent in the method?
Can we overcome Lthe fundamental inefficlency of the commltiee neetlng,
thet peculiarly Awerican contribubtion to the arts of governing? lell,
certeinly not, but we san exploit fully owr growing technique in rwming
meetings, extracting from them their meximm value as the erestors of
new perspectives and holding to 2 minimm their non-productive aspscts,
Can we elpvate semantic understonding end sorhistleation te such a level
as to remove this most frequent barrler to agrecment? Again; no, at
least not all at once, but we can recognizs this shorteoming in ourselves
and thus contribute to grester flexibility in schieving a sclution,

In short, the path to improvement of the eoordinstion process lies
not through the imrosition of ideal solutions but through gradusl, slow
advance by smell adjustrents here and there, wWe can obtain better quality
of rerresentation at the cocrdination meetings, There is, in facth,
perceptible progress in this respect over the past several years, The
advantages of sending representatives with substantive understanding
and empowering them with & falr degree of latitude in negotistion are

already apperent to most of the IAC agenciles. e can achieve a higher
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maturity incresses, Horeover, we can adopt various Innowvations in
rrocecdure as they seem destrable. We could, Just for example, ask
the IAC spgencies to send representatives o rarticlipate with us in
the drafting esssions en certain occasions in ordey to speed the
process and facilitate agreemont, BSut whatever we d0, we earmot e
az I hope I have mado olear - do sury uwith tiw coordination process,
It is the heart of national intelligense, To make it tick strongly

and surely is our problem.

He J. BEITH
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